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EXECUTI VE SUMVARY

As the U S. Agency for International Devel opnment (USAID) and
ot her donors have becone increasingly active in supporting



el ections in devel oping countries, their experiences have

stinul ated debate and raised i nportant questions about the inpact
of international support for elections. Devel opnent practitioners
and policynakers now are aski ng under what circunstances should we
be invol ved and how can we best support el ections?

This brief review begins to answer these questions by filling
the gap in conparative analysis. U 'S. support for elections in 15
case study countries was exam ned systematically to discern
overarching trends and conmon | essons |earned. U S. support for
el ections has included sone conbination of the followi ng types of
assi stance: elections nonitoring, commopdities assistance, pre- and
post - el ections support, civic education, political party training,
ot her types of technical assistance, and diplomatic pressure for
reform

Thi s paper concludes that USAI D and ot her donors have a sound
under st andi ng of how to use assistance effectively to support
denocratic el ections; however, the long-terminpact of this
assi stance on denocracy and sustai nabl e devel opnent is not well
understood. This conclusion is derived fromanswering three
strategi c questions. The questions and the main points of the
anal ysis are summari zed briefly bel ow

Why has USAI D supported el ections?

In el ections support, there are comonly three | evels of
results that USAID has ainmed to achieve:

o] First, a free and fair election is the standard anti ci pated
out come when provi di ng assistance. 1In over half of the case
studi es consi dered, observers assessed the el ection as
successful .

0 Second, beyond the event, support for elections is expected to
acconplish a second objective -- strengtheni ng denocracy and
governance. |n eight of the case studies, inprovenents in

| evel s of denocracy and governance were noted by analysts in
the time period followi ng the el ection.

0 Third, a nore anbitious objective for assistance argues
theoretically that denocracy and governance prograns serve
interimgoals, and are the neans to reach sustai nabl e
devel oprment obj ectives. However, in none of the observed
countries was this relationship explicitly exam ned in project
docunent ation and political analysis.

What conditions and factors have had a significant inpact on the
success of donor support for elections?

Anal ysi s showed an apparent rel ati onship between five
conditions and the outcone of elections across the 15 case studies.
The following five conditions nost frequently influence the
el ection outcone, and are inportant to consider when deci di ng
whet her el ections support is likely to be successful:

0 Political parties nmust be commtted to the denocratic process,



regardl ess of the election outcone. |If political parties or
other political actors fail to abide by election results, then
el ections cannot | ead to denocracy.

o] Where present, denocratic histories and traditions in a
society will positively influence the election, and where
absent will exert a negative force.

0 The existence of a strong civil society increases the
i kelihood that elections will succeed. Voluntary

organi zati ons and non-governnental groups constitute civil
society and serve to link the individual and the state.

During el ections these groups can play an inportant role in
nonitoring, engaging in formal and non-fornmal civic education,
hol di ng el ected officials and parties accountable, and in
cases of fraud, by protesting election results.

0 Two ot her determ nants of el ections success -- the |inkage
bet ween state and party, and the electoral system-- in three
of 15 case studies were altered through donor negoti ati ons.
When consi dering whether to provide el ections support, donors
nust assess the likelihood that they can | evel the playing
field, if necessary, through negotiation

How can USAI D best support the el ectoral process?

Based on past experience, several tactics and tools have
proved particularly effective in supporting denocratic el ections:

0 The tinming of U S Governnent involvenent is significant;
where possible, involvenent at |east three nonths prior to an
el ection is advised.

0 U.S. collaboration with other donors can prevent wastefu
duplication of efforts and | essen suspicions on the part of
host gover nnment s.

0 A well-briefed international observer del egation can serve to
reassure voters, deter certain types of fraud, and report on
the fairness of the electoral process, whether or not the
observed el ection is deenmed successful or unsuccessful

0 Pre-el ectoral m ssions have been successful in encouraging
el ectoral reforns, particularly those headed by del egates of
prom nent diplomatic stature, such as a former head of state.

0 Paral l el vote tabul ations (PVTs) have been highly successful
in verifying election results and forestalling violence in
cases where official results are slow to be announced.

0 Assi stance for non-partisan donestic observers serves as a
long-terminvestnment in denocratic institution-building,
particularly in countries w thout high levels of ethnic
di vi si veness.

Finally, fromthe anal ysis of these questions, several overarching
| essons energed and nerit brief nmention:

0 Even if the election process is anticipated to be fl awed,



donors may be able to play a positive role by supporting the
el ection. For exanple, the election event can offer the
opportunity for citizens to register discontent with ruling
governnents and for international nonitors to report fraud to
the international community.

0 If international intervention is required to guarantee
security during elections, the prospects for maintaining post-
el ection security are grim

0 Support for the effort of regional institutions can have w de-
reachi ng benefits, such as inproved information sharing, and
hei ght ened pressure on incunbent governnments to pronote free
and fair elections. The Center for Electoral Pronotion and
Assi stance (CAPEL) in Latin Anmerica is one exanple.

0 A sensi bl e di stance between the U S. CGovernnent and certain
el ectoral support activities, particularly observer m ssions,
can prove beneficial for guarding the i ndependence of
activities, as well as enabling U S. enbassies to retain
| eeway for negotiation during the post-election period.

Each of these points is elaborated in greater detail in the main
text of the paper.

I NTRODUCTI ON

The U.S. Agency for International Devel opnent (USAID) and the
i nternational donor community increasingly have becone involved in
supporting el ections in devel oping countries over the |ast severa
years. Elections have been viewed as an inportant requirenent of
denocracy, and support for elections considered a foundation for
denocratic devel opnent and i nproved governance.

However, recent experiences have stinul ated debate and rai sed
i mportant questions about the inpact of international donor support
for elections. Developrment practitioners and policynmakers are now
aski ng under what circunstances shoul d we be invol ved and how can
we best support el ections?

To date, no systematic review of elections support exists that
nm ght shed light on the controversial experiences of Kenya, Angola
and Ethiopia. Although literature on case study experience
abounds, information rarely has been anal yzed beyond the regional
| evel. Moreover, |essons |earned fromindividual case studies
frequently conflict when conpared at a regional or global |evel.

This brief review begins to fill the gap in conparative
anal ysi s of donor support to elections. By drawing on case study
materials and regional analysis, U S. support for elections in 15
countries is exam ned systenmatically to discern over-arching trends
and common | essons learned. U S. support for elections in four
geogr aphi ¢ regi ons was exam ned:

0 five exanples were selected fromLatin Arerica -- Chile in
1988, Guyana in 1991, Haiti in 1990, Nicaragua in 1990, and
Panama in 1989;

0 five exanples fromAfrica -- Angola in 1992, Ethiopia in 1992,



Kenya in 1992, Senegal in 1993, and Zanbia in 1991;

o] three fromAsia -- Bangladesh in 1991, Pakistan in 1990, and
the Philippines in 1986; and

0 two fromEastern Europe -- Bulgaria in 1990, and Romania in
1990.

Princi pal sources consulted include docunents generated as a
result of USAI D sponsored activities, the reports of elections
observation teans, articles by country experts on the el ections,
| ocal and international press coverage, academnm ¢ conmentaries on
el ections, and whenever possible, discussions with USAID officials
responsi bl e for adm nistering assistance. The principal findings
of the research are presented below in three sections.

Section One exanmines USAID s three major goals in supporting
el ections: pronoting free and fair el ections; strengthening
denocracy and governance; and, supporting long-term sustainable
devel oprment. Section Two explores the conbinations of factors and
conditions -- largely outside the control of donors -- that have
contributed significantly to the success or failure of elections
support. Finally, Section Three identifies the types of
assi stance that have been used successfully to support the
el ections process.

VHY HAS USAI D SUPPORTED ELECTI ONS?

In el ections support, there are generally three |levels of
results that USAID has ained to achieve. First, a free and fair
election is a standard anticipated outcone. Yet rarely is the
el ection alone the desired end-result of elections support.
Typically, elections support intends to attain a higher |evel of
i mpact where elections will serve to acconplish a second objective
-- strengtheni ng denocracy and good governance. Finally, a third,
nore anbitious objective for assistance argues theoretically that
denocracy and governance are interimgoals -- the neans to reach
| ong-term sustainabl e devel opnent objectives. USAID experience in
achieving these goals in the 15 case studies selected is described
bel ow.

Free and Fair El ections

Though accepted in past years, the termfree and fair
currently is losing popularity anong el ectoral practitioners and
i nternational observers charged with assessing the electora
process. Sone el ection observers find the term problematic because
its definition is both subjective and variable. For exanple, given
the general |ack of agreement over what constitutes a free and fair
election, it follows that two i ndependent observer groups with
conflicting standards may make contradi ctory pronouncenents
foll owing the same el ection (Zak 1987: 175).

However, though el ection experts may view free and fair as a
complex termw th varyi ng shades of neaning, the international
communi ty, press, and policynmakers generally seek bl ack-and-white
j udgnments rather than el aborate anal yses of each conponent of an
el ectoral process with no definitive conclusion. Inconclusive



assessnents are convenient neither froma journalistic nor a

pol i cymaki ng standpoint. Thus el ection observers find thensel ves
pressured to apply free and fair assessnents to highly conpl ex

el ectoral processes, knowi ng that these assessnents nmay not be read
beyond their sunmari es.

Thi s probl em gai ns an added di nension in countries such as
Kenya, where incunbent heads of state seek international |egitimcy
by intentionally carrying out procedurally-correct elections,
i mpl ementing just enough reforns to satisfy the demands of Wstern
donor nations, but without a genuine comitnent to the electora
process. The trend toward "D+" el ections in sub-Saharan Africa has
rai sed new questions about the use of the termfree and fair to
assess el ectoral outcones.

O her terms, such as neani ngful and transparent and
representative have been rai sed as possible substitutes, but no
consensus has been reached within the commnity of international
el ection experts as to their suitability. |Indeed, these ternms nay
present the sane problens as free and fair unless concrete
definitions are universally accepted.

In his Guidelines for International Election Cbhserving, Larry
Gar ber acknow edges that:

...there is no prescribed procedure for ensuring a fair
election. This reflects the cultural and historical diversity
that nakes the devel opnent of one ideal electoral systema
practical inpossibility. Gbservers nust rely on their own

j udgnent in evaluating whether a particular procedure in the
context of an election in a particular country is unfair, and,
to the extent that the procedure is unfair, its inpact on the
overal |l process...(Garber 1984:52).

Marilyn Zak (1987:175) concurs, explaining that because each
country's election represents a uni que process, "success in one
country does not necessarily ensure a universal formula."

For the purposes of this study, we |ooked instead at whether
a given election was successful or unsuccessful, using the
following criteria as guidelines. Successful elections were those
where: (1) two or nore political parties were allowed to conpete
for power with reasonabl e nedia access and uni npeded novenent
t hroughout the country; and (2) international observers deternined
that the final election results reflected the will of the people.
This definition is confined to the actual electoral event and does
not take into consideration |onger-terminplications of the
el ection. Elections in Angola and Haiti, for exanple, would be
defined as successful despite the ultinmate outcones in those
countri es.

The case study analysis found that just over half of the
el ections -- Bulgaria, Pakistan, Bangladesh, Haiti, Quyana, Zanbi a,
Senegal , and Angola -- can be defined as successful events using
the above criteria. The renmmining seven cases were unsuccessf ul
ei ther because political parties were not allowed to conpete
freely, lacked adequate access to the nedia, were unable to
canpai gn freely throughout the country, or elections were not
perceived to have reflected the will of the people.



Strengt heni ng Denocratic Devel opnment and Good Gover nance

A second dinension to el ections support is the possible extent
to which the el ection strengthens denocratic devel opment and
governance. Elections that serve to strengthen denocracy and good
governance are considered to be neani ngful elections in the case
study anal ysis. For analytical purposes, neaningful elections are
di stingui shed from successful elections -- sinply free and fair
events that do not necessarily |lead to strengthened denocracy.
Experience reveals that the |inkage between successful elections
and denocratic devel opment nay be tenuous. In fact, successfu
el ections nay be necessary for denocracy in the |ong run; however,
this review of 15 case studies has found that they are not
sufficient for inprovenents in the short to nmediumterm

Revi ew of past experience reveals that free and fair elections
have not always led to inprovenments in denocracy, and in sone cases
have served to inpede denocratization (Karl 1986:9; Otaway 1993).
O the 15 cases exanmined, election results in Haiti and Angola were
not respected by | ocal power contenders, and present prospects for
denocracy seem poor. During the 1980s and before, critics of U S.
support to elections in Latin America cautioned against the faith
of policymakers in electoralism-- "that nmerely hol ding el ections
wi Il channel political action into peaceful contests anpong elites
and accord public legitimacy to the winners" (Karl 1986: 34; Hernan
and Broadhead 1984). Political theorists have noted that denocracy
requires that politically active nmenbers of society share an
underlyi ng consensus on the rules to govern soci oeconom ¢ and
political conprom se (Dahl 1956; Karl 1986; Rustow 1970). In the
absence of consensus on these rules, evidence suggests that support
for elections alone is unlikely to achieve |asting inpact in the
denocracy and governance area.

Simlarly, past experience shows that unsuccessful elections
can be a turning point, ultimately leading to inprovenents in

denocracy and governance. |In the Philippines and Panama, evidence
gat hered while nonitoring fraudul ent el ections was used to protest
nm srepresentative results. 1In spite of unfair elections, the

denocrati zati on process has been supported through alternative
nmeans, including: (1) diplomatic protest, as in the Philippines;
(2) non-recognition of newy installed governments; and (3) threat
and use of mlitary force, as in Panana

Final ly, evidence suggests that real advances in denocracy and
governance require nurturing the denocratic process and buil ding
institutions that will survive, rather than limting our support to
the individual election event. USAID has denocracy and governance
prograns in 12 of the 15 countries considered in this analysis. In
countries where USAID is not involved in denocracy and governance -
- Paki stan, Angol a, and Kenya -- assistance for el ections had
little inpact on inprovenents in denocracy. The ability of USAID
to plan and inplenent a broader denocracy and governance program
appears to be associated positively with successful el ections
support. Conversely, evidence suggests that if USAID is unable or
hesitant to carry out denocratic devel opnent activities in a
particul ar country, expectations of elections assistance should be
m ni mal .

In a 1987 article on USAID s experience assisting el ections,
Mari |l yn Zak concluded that the real inmpact of el ections support has



been nodest. Zak observed that U.S. assistance had been hel pful,
generally seen as inpartial, and specific elections benefitted from
USAI D support. However, when | ooking at the | ong-termi npact of

el ection support in Latin Anerica, Zak found that

Overall, there has been no institutionalization of
representative governnent nor any |asting assurance of genuine
and periodic elections in targeted countries in the Wstern
Heni sphere as a result of U S. involvenent in and assi stance
to elections (Zak 1987:177).

Assessing the true inpact of U S. support would require a
rigorous evaluation rather than a brief review of case studies.
Nonet hel ess, the evidence exam ned from 1986 to the present offers
a slightly nore optimstic conclusion. USAID el ections support has
benefitted individual elections, and a sound understandi ng now
exi sts about how to use assistance effectively to support
denocratic el ections. However, successful elections do not
guarant ee i nprovenents in denocracy and governance, and the | ong-
terminpact of elections assistance is not yet well understood. In
the absence of inprovenents in denocracy and governance,
alternative denocratic-devel opnent strategies that address the
nunerous constraints to denocracy and governance nerit
consi derati on.

Supporting Sustai nabl e Devel opnent

Theoretically, it is possible to argue that el ections support
-- intended to strengthen denocratic devel opnent and good
governance -- is also inportant because it may advance sustai nabl e
devel oprment. Literature abounds on the nature of the relationship
bet ween denocracy and | ong-term soci o- econoni ¢ devel opnent, and the
debate regarding this linkage is far fromresol ved.

However, none of the planning docunents examined for the 15
case study elections explicitly linked USAI D support to socio-
econom ¢ devel opnent goals. Mreover, none of the academc
anal yses revi ewed addressed the question of whether el ections were
associ ated with soci o-econoni ¢ devel opnment. Therefore, to date
there is a lack of enpirical analysis proving a direct relationship
bet ween USAI D support for el ections and sustai nabl e devel opnent.

. WHAT CONDI TI ONS AND FACTORS HAVE HAD A Sl GNI FI CANT | MPACT ON
DONCR SUPPORT FOR ELECTI ONS?

The decision to support a particular election typically is
nmade by the U S. Enbassy's country team and invol ves parties
concerned with both short- and |long-termforeign policy
obj ectives. COten, in the rush to be responsive to the host
country's request for elections support, assistance is extended in
the absence of an overall strategy for USAID support in the
denocracy and governance area. G ven recent experience in Angola,
Et hi opi a, and Kenya, questions have been asked regarding the
deci sion to provide assistance to elections (Otaway 1993). 1In the
future, decision nakers would be advised to evaluate the rol e of
U. S. assistance, and identify certain conditions that may signal
the need for greater caution and nore tinme for preparation



A systematic nethod is needed for exam ning the individua
country situation, and assessi ng whether assistance is appropriate.
This is not to be confused with a pre-el ection assessnment. The
groups that provide el ections support stress the inportance of a
pre-el ection assessnent to survey the political terrain, identify
techni cal probl ens, and propose a plan for support. However, pre-
el ection assessnents focus on answering how to support the
el ections process, not if it should be done at all. Therefore,
deci sion makers nust rely on alternative ways to study the host
country situation prior to conducting a pre-election assessnent,
whi ch often rai ses expectations for continued invol venent.

A review of the literature revealed that a | arge nunber of
factors outside of the control of donors have been consi dered
i mportant by analysts in determ ning the success or failure of
i ndi vi dual el ections. However, this |list of variables --
enconpassing all mmjor aspects of political, nmilitary, and econonic
conditions -- is of little use to decision nmakers because no
relative inportance across case studies was assigned to the
conditions. Therefore, in the follow ng sections, the relative
significance of nany variables is exam ned. The concl usi ons draw
attention to conditions that influence the outcone of elections
across case studies.

Key Factors Influencing Success or Failure in Individual Cases

Based on a literature review of case study experiences, a
nunber of factors were observed by anal ysts to be significant in
i nfluencing the outcone of individual elections. Typically, their
anal ysi s has focused on whet her el ections were neani ngful (whether
they led to inprovenents in denocratic devel opnent) rather than
whet her el ections were successful events. Before assessing the
significance of these variables across case studies, first it is
necessary to present those conditions observed as inportant in
i ndi vidual elections, and as a result considered in this analysis.
The factors that energed in the literature are ordered bel ow
according to the frequency with which they have been seen to
influence elections in the case studies revi ewed:

0 Party-State Linkage -- in 11 cases, the lack of a separation
bet ween governnent functions and the incunbent political party
structure was considered by anal ysts of individual cases to be

a probl em
0] Commitment of Political Parties -- in 10 cases, analysts noted
that the willingness (six cases) or unwillingness (four cases)

of political parties to participate in and abide by el ections
infl uenced the el ection outcone.

0 Hi story of Denbcracy -- in 10 cases, analysts noted that
el ection outcone was affected positively by a tradition of
el ections and denocratic practices (five cases), or negatively
af fected by their absence (five cases).

0 El ectoral System-- in 10 cases, analysts noted the inportance
of the electoral system |In six cases the electoral system
was consi dered adequate, and in four cases inadequate to all ow
expressi on of popular will.



0 Access to Media and Canpai gn Resources -- in nine cases,
anal ysts noted the inportance of access to nedia and canpaign
resources. |In four cases, it was seen as a problem and in
five cases, access was assessed positively.

0 Cvil Rights -- in nine cases, respect for (one case), or
violation of (eight cases), civil rights was observed by
anal ysts to be influential.

0 Cvil Society -- in five cases, the presence of non-
governnent al associations and interest groups such as the
church or | abor was observed by anal ysts to affect el ections
positively, and in two cases, the absence of civil society was
seen to have a negative inpact.

0] Ethnic Divisions -- in six cases, ethnic tensions were
observed by analysts to be a problem

o] Armed Civil Conflict -- in five cases, analysts noted that a
situation of arnmed civil conflict hindered a successful
el ection process.

o] Economic Situation -- in two cases, the desire of the
el ectorate to inprove a deteriorating econom ¢ situation was
seen to have affected denocratization positively.

Si gni ficance of Factors in Determnining CQutcone

Although it is interesting to note the frequency certain
factors are nentioned by analysts, it is far nore inportant to
assess the significance of these factors across case studies in
determ ni ng el ecti on outcome and progress toward denocracy.

Anal ysis showed a cl ear and consistent relationship between
five conditions and strengt hened denocracy and governance: (1) the
comm tment of political parties to denocratic processes; (2) the
hi story of denmpbcracy within the country; (3) the strength or
weakness of civil society; (4) the linkage between the state and a
particular political party; and (5) the electoral system These
five factors appear to be nost inportant to consider when decidi ng
whet her el ections support is likely to lead to inprovenents in
denocracy and good governance.

Gaugi ng the Commitnent of Political Parties. The comntnent
of political parties to the denocratic process is clearly
important. In Haiti, Quyana, N caragua, Zanbia, Senegal, and
Bangl adesh, the decision of political actors to engage in el ections
and abi de by results was observed by analysts to be a significant
step toward denocracy. Conversely, in Angola, Ethiopia, and Kenya,
i nsufficient conmtnent by one or nore political parties was seen
to be an inportant obstacle to neani ngful elections.

If political parties or other political actors (mlitary,
econom c elites) fail to abide by election results, then el ections
cannot lead to denocracy. A cross-country analysis by M chae
Bratton found that in all African elections that he studi ed, when
the incunbent won re-election, the opposition alleged fraud.

Al though this is not the case for other geographic regions, it does



hi ghlight the inportance of political conmtnent. Wen donors
provi de el ections support, they nust test the assunption that the
results of elections will be respected by the |osers.

Assessing the Extent of Denocratic Hi stories and Traditions.
Atradition of voting, a history of denobcratic custons, or a w de-
spread belief in denocracy within countries has been seen to
i mprove the chance that elections will lead to denocrati zation, as
in Chile and Bangl adesh. The | ack of these traditions and custons
in countries like Haiti, Angola, Ethiopia, and Romani a were
observed as significant obstacles to denocratic progress through
el ections.

Surveying the Extent of Civil Society. Associational
net wor ks, non-governnental organizations, and interest groups, such
as the church and | abor, are critical for the |ong-term mai ntenance
of democracy. During elections, these groups can nonitor
el ections, conduct parallel vote counts, engage in formal and non-
formal civic education, and in cases of fraud, protest the el ection
results. A strong civil society was seen to play a positive role
in elections in Chile, Zanbia and Senegal. WMbreover, the role of
civil society was seen to be positive in strengthening denocratic
devel oprent in the Philippines in 1986 and Kenya in 1992, despite
unsuccessful elections. Conversely, a weak civil society
under m ned meani ngful el ections, ones |eading to inprovenents in
denocracy and governance, in Angola and Romani a.

Negotiating Wth Host Country Governnents to Level the Playing
Field -- Election System Reform and De-linkage. The two other
apparent determ nants of unsuccessful elections -- state/party
i nkage and a flawed el ectoral system-- on occasi on have been
i mproved through donor negotiations. In Guyana, USAID s initial
refusal to provide econonic assistance in the absence of free and
fair elections resulted in concessions of electoral reforms by the
Governnent of QGuyana, and a far nore fair election event. 1In a
simlar situation in N caragua, negotiations between pre-election
del egat es and the Sandi ni sta governnent elicited a greater
separation of the state and the party -- known as de-linkage --
maki ng the el ectoral process nore conpetitive. Therefore, when
confronted with a situation where de-linkage is required, or
reforms in the electoral system are necessary, decision nmakers
shoul d assess the |ikelihood that the government will nake
concessi ons.

At the sane tine, it is inportant to keep in nind that no
system yet devised elimnates the advantage of the incunbent in re-
el ection. Donors can level the playing field through negotiation;
however, the incunbent will always retain the advantage. Although
a worthwhile goal, it is unrealistic to expect a conpletely
equitabl e conpetition. Again, the key is to gauge the conmi tnent
of the incunbent to conduct a neani ngful election, and abide by its
results (Zak 1987).

It is also interesting to note the factors that did not
consi stently determ ne whether or not el ections were neani ngful
across case studi es based on the observations of analysts. These
i nclude respect for, or violations of, civil rights, access to the
nmedi a and ot her canpai gn resources, the econonic situation, and
ethnic divisions. Certainly, these variables can influence
i ndi vi dual el ections; however, across case studies they do not
i nvariably determ ne outcome. The variation across case studies



for two factors -- civil rights and access to the nedia -- are
descri bed briefly bel ow

Cvil Rights. Persistent violations of civil rights were seen
by anal ysts to be detrinental in over half the cases; nonethel ess,
successful elections (relatively free and fair) took place under

these circunstances in Angola, Haiti, Zanmbia, and Bulgaria. |In the
cases where civil rights abuses |led to unsuccessful elections --
Panana, Romania, and the Philippines -- the violations were largely

attributed to the political party in control of governnment. Hence,
if violations originate fromthe state, evidence suggests that it
is less likely that elections will either be free and fair or

meani ngful. Violations in civil rights can inhibit denmocracy from
taking root and nmerit long-termattention as part of a denocracy
and governance strategy. However, in the short term violations

t hroughout society in general need not prevent a successful

el ection event.

Access to the Media and O her Canpai gn Resources. Serious
problens with access to the nedia and canpai gn resources were
common t hroughout the case studies. Because the state controls
broadcast nedia in nost devel opi ng countries, the incunbent
typically enjoys greater access to nmass comuni cati ons than
opposition parties. Particularly when there is little separation
bet ween the incunbent's political party apparatus and gover nnment
resources (as in 10 of 15 cases), access to the nedia and ot her
campai gn resources is inequitable. Despite its frequency as a
probl em access to the nedia and ot her canpai gn resources did not
appear invariably to determ ne el ection outconme across case
studies. For exanple, in N caragua, despite constant closing of La
Prensa, the opposition newspaper, and other inequities in access to
the nmedia, the N caraguan peopl e were persuaded through a nunber of

ot her channels to vote for the united opposition. |n Kenya, where
el ections were subject to considerable criticismfor being just
barely free and fair enough to have reflected the will of Kenyans,

the alternative press filled voids in infornmation. The Nicaraguan
case suggests that if the issues and nessages in canpai gn are not
too conmplex (e.qg., the opposition is united and their platform

wi dely understood), unfair access to broadcast nedia will not
necessarily inpede the ability of the opposition to wage a
successful canpaign

Furt her Considerations and Cross-cutting Lessons Learned

Several cross-cutting lessons energed in the literature review
and are rel evant when considering whether to provide el ections
support:

The type of election being held is nore inportant than the
geographic region itself. W reviewed the type of election
being held to see if there were any commonal ities across case
studies. Three categories of elections were represented in the
exanpl es: consolidation elections, conflict-resolution elections,
and transition el ections.

0 One exanple was considered to be a consolidation election --
Senegal -- where U S. support was intended to assist a
denocratically el ected governnent in carrying out inproved
el ections. Donor support in this case was clearly successful.



0 Two ot her exanples were considered to be conflict-resolution
el ections, Nicaragua and Angola. Both elections were held as
the means to resolve civil war, and illustrated conpletely
di fferent outconmes. The Angol an and Ni caraguan experi ences
suggest that for support to be successful in conflict-
resolution situations, attention nust be devoted prior to
el ections to denobilizing troops, brokering an effective peace
pl an, and securing the commtnment of warring parties to abide
by the results of the election

0 Twel ve of the 15 case studies involved transition el ections
where an inpartial, transitional government held the el ection,
or where a non-el ected | eader held elections to legitimze the
governnent. Across these elections, there was great diversity
in outcone. In five cases, the elections were generally
successful events in thenselves. For the renmaining seven
transitional cases, election results were questioned.
Therefore, given the |large nunber of transition elections

considered -- 12 of 15 total cases -- the conclusions for the
review as a whole apply. No trends unique to these el ections
ener ged.

Even if the election process is anticipated to be fl awed,
there may be a positive role for donors to play in supporting the
el ection. However, it is extrenely inportant that before
commi tting assistance, decision nmakers think through their
obj ectives, assunptions, and degrees of conmitnent to ensuring
respect for the expression of popular will. For exanple, in
Panana, el ections were expected to be fraudul ent; however,
Pananmani ans saw that the el ections provided an opportunity to
regi ster discontent with the Noriega regine. International donors
responded to Pananani an requests for observers so that the expected
fraud could be reported to the international conmunity. At
present, obvious fraud seens | ess conmon than in the days of
Noriega and Marcos; the D+ elections of a | eader Iike Kenya's Mi
seem a nore serious concern. The key is for donors to expect this
type of election, and plan their objectives in advance of providing
assi st ance.

If international intervention is required to guarantee
security during elections, the prospects for maintaining post-

el ection security are grim Both Haiti and Angola illustrate this
point. Elected governnments were unable to secure respect for the
popul ar will expressed in the polls. Although it is difficult to

deny a country like Haiti assistance in conducting el ections,
expectations for simlar elections in the future shoul d be nodest.
In the short term elections that require international security
assi stance are unlikely to result in inprovenents in denocracy and
governance, yet in the longer term the experience of voting in a
free and fair election may have a lasting and positive inpact on
the host country popul ati on.

M. HOW CAN USAI D BEST SUPPORT THE ELECTORAL PROCESS?

Once USAI D determ nes that el ectoral assistance is an
appropriate response to a given country's needs, it nust then
deci de what type of intervention will best achieve USAID s goals in



that country. As in the preceding discussion, the foll ow ng
sections first review the key interventions and the frequency of
their use in individual case studies. Then, based on a revi ew of
anal ysts' observations, the particular types of interventions
associ ated with successful election outcomes are identified.

Key Interventions and the Frequency of Their Use in |ndividua
Cases

Ei ght interventions, or nodes of assistance, were considered
for their potential positive or negative inpact on el ection
outcones in the 15 cases exam ned. Certain electoral assistance
i nterventions generally stood out as having been positively or
negatively significant. The rankings below reflect a conbination
of past |evel of use and perceived effectiveness of each
intervention type. It is inportant to note that an intervention is
only one factor in a conplex electoral process. Thus an election
may be "unsuccessful" despite the positive significance of a
specific intervention, or vice versa.

The interventions are divided into two categories: (1) the
overarching "tactics" used in providing electoral assistance; and
(2) the specific "tools" enployed. Again, effectiveness is
measured in the context of the electoral event itself, rather than
the long-termoutcone of that event.

Tacti cs:

0 Timng -- in 11 cases, the timng of U S. Governnent or
i mpl ementing group involvenent in a country was seen as
affecting the outconme of the electoral process either
positively or negatively. Though involvenent at |east three
nonths prior to elections generally was seen as having
strengthened the el ectoral process, involvenent at |east six
nonths i n advance is reconmended. Conversely, involvenent
| ess than three nonths prior to elections rarely was seen to
be sufficient, given the highly logistical nature of electora
support.

o] Multilateral Cooperation -- in nine cases, a strong,
nultilateral effort was a significant and positive factor in
the el ection process.

0] Di pl omatic I nvolvenent -- in seven cases, the existence or
absence of U S. Government diplomatic involvenent was |inked
to el ectoral success or failure.

Tool s:

o] | nternati onal Cbserver Efforts -- in 12 cases, international
observer mssions generally were considered to have enhanced
the el ectoral process.

o] Pre-El ectoral Mssions -- in 10 cases, pre-electoral efforts
reinforced the electoral process; in one case, the absence of
pre-el ectoral involvenent was seen as contributing to
el ectoral failure.

0 Paral l el Vote Tabul ations (PVT) or "Quick Counts" -- in seven



cases, either parallel vote tabulations or "quick counts" were
seen as successful in providing early election results and, in

sonme cases, forestalling violence. |In two cases, their
absence was seen as negatively influencing the electora
pr ocess.

o] Donestic Monitors -- in five cases, donmestic nonitors were

val uable to the el ectoral process; in three cases, the absence
of nonpartisan donmestic nonitors was seen as detrinental to
the el ectoral process.

0 Post-El ectoral Interest -- although denocratic consolidation
efforts were inplenented follow ng elections in sone cases
(Zanbi a and Panama, for exanple), it is still too early to

gauge their inpact on subsequent el ections.

Al though interesting to note the types of interventions nost
often used, the frequency of application should not be equated with
their overall effectiveness. Because each case study represents a
uni que conbi nation of electoral assistance interventions, sone
tools and tactics have been used nore than others. For exanple,
usi ng international observer teans was common to 13 of our 15
cases, whereas fundi ng nonparti san donestic nonitors was conmnon
only to five cases. Unfortunately, without the |uxury of conparing
the results of each intervention type across the board, a conplete
conparative analysis of the effectiveness of the various electora
assi stance tools and tactics is not feasible.

Si gni ficance of Interventions in Determ ning CQutcone

The intervention types perceived as having been significant in
af fecting el ection outconmes across case studies are detail ed bel ow,
along with a discussion of related i ssues and caveats. Beyond
assisting with the admnistration of a successful election, many of
the approaches outlined bel ow have the added benefit of laying the
groundwor k for strengthened indigenous institutions and encouragi ng
the denocratization process.

Tacti cs:

Getting in as early as possible. Based on case study review,
an early and continuous involvenent in a country was nearly al ways
seen to inprove the election process. Election projects are by
nature highly logistical endeavors. G ven the inherent
difficulties in carrying out an election project in this context,
it is advisable to set overly generous tinetables for each
component of the process, where possible. |n Bangl adesh, for
exanpl e, the National Denocratic Institute's (NDI) initial survey
nm ssion occurred in 1987, four years prior to the el ections.
Additionally, NDI visited Bangl adesh six tines during the 15-nonth
period |l eading up to the elections. |n Senegal, an internationa
del egation of el ection experts conducted an el ectoral assessnment in
1990, three years before the 1993 elections, allowing for plenty of
time to work with the governnent on reforns of the electora

system particularly the electoral code. It is inportant to note
that the U S. Governnment and inplenenting groups do not always have
the luxury of long-terminvolvenent prior to elections. In

Ronani a, Kenya, and Ethiopia, for exanple, rapid transitions



necessitated pronpt responses, allowing for very little lead tine
to carry out pre-election activities.

A separate but related question is to what extent the U S
Governnent and/or inplenenting organi zati ons shoul d pressure host
governnents and transitional governments to stick to election
timetables. For exanple, sone argue that in Ethiopia, Wstern
donors pressured the transitional governnment to hold el ections
earlier than was logistically feasible. Also, in Angola, the U S.
Governnent pushed for an election before the terns of the cease-
fire -- encanpnent, disarmanent, and formation of a national arny -
- were fully respected (Cohen 1993:5). Otaway (1993:5) clains
that "[if] elections are held prematurely and fail, the effect is
to sl ow down denocratization rather than to accelerate it." The
U S. CGovernnment and inplenenting organizations need to be realistic
about their expectations of host governments, particularly in
countries with high levels of civil strife and/or no tradition of
denocratic, nultiparty elections. |In these cases, postponing
el ections to all ow host governnents to adequately prepare may be
nore beneficial in the long run.

Participating in nultilateral efforts. Strong nultilatera
el ectoral assistance efforts were significant in nine out of 15
case studies. Were donors have undertaken a broad-based,
coordi nated el ectoral assistance effort, all parties generally have
benefitted. Host governnments have received a greater range of
conmpl enent ary assi stance when donors avoid duplication of efforts.
Additionally, the U S. Governnment has benefitted through sharing
i nformation, consultants, and other resources, with other donors
working toward a common goal. Despite the overall failure of the
Kenyan el ection, donors established a donor denocracy and
governance group (DDGG as a clearinghouse for information nine
nonths prior to the election that proved quite valuable. In
Zanbia, the Z-Vote project was a broad-based, coordinated effort
funded by the U S. Governnent, Denmark, Finland, Gernmany, the
Net her| ands, Norway, and Sweden. Additionally, Canada and the
United Kingdomdirectly supported two nonitoring groups. Finally,
U S. participation in larger, nultilateral efforts has m nim zed
the politicization of election assistance that is sonetines
identified with one donor. Strong coordination anong co-equal
donors tends to | essen suspicions of host governnents about the
el ectoral assistance and observati on processes.

Tool s:

Supporting international observer efforts. In 12 of the case
studi es exam ned, international observer efforts were seen to have
contributed significantly to the el ectoral process, whether or not
the outcone of the elections ultimately reflected the will of the
citizenry. Most electoral practitioners seemto agree that
internati onal observer teans are necessary to reassure voters,
deter fraud on election day, and report on the overall fairness of
the process, regardl ess of the outcone. MCoy, Pastor, and Garber
suggest that international observer del egations ensure that the
election will either be conducted fairly or denounced as fraudul ent
(McCoy et al 1991: 104). This raises an inportant question: |f an
observer del egation's negative report is not backed up by a
coordinated U S. Governnent policy, is the observation effort
valuable in its own right? Mrina Otaway argues that the nere
presence of a del egation nmay give undeserved credibility to a



flawed el ectoral process, even if the delegation's final report
reflects the election's failure. |In Ethiopia, for exanple, Otaway
suggests that the United Nations-sponsored Joint |nternational
bserver Group had the effect of "sprinkl[ing] holy water on a

ri gged process," witnessing countless violations with no neaningful
repercussi ons despite the group's critical report (Qtaway 1993:
4). Overall, however, nost el ectoral experts contend that observer
teans serve an inportant purpose, as long as they are free to
report fully and pronptly to the international conmunity on al
aspects of the electoral process. Finally, in those cases where
the U S. Governnent has been poised to follow up on reports issued
by del egations with diplomatic action, final outcones generally
have been seen as nore successful (e.g., Panamm, Philippines).
Conversely, observer efforts nay al so be useful in reinforcing
"free and fair" elections. By proclainmng the results of such

el ections valid, observers can discourage |osing parties from

cl aimng fraud.

Fundi ng pre-electoral involvenent to inprove el ectoral systens
and laws. Although it is difficult to alter substantially a
country's electoral systemthrough USAID-funded el ectoral
assi stance, sone pre-electoral m ssions have been successful in
this area. |In 10 out of 15 of the case studies revi ewed,
pre-el ectoral assistance was seen as generally having inproved the
el ectoral environment by defusing potential conflicts and | ending
confidence to the electoral process. Furthernmore, the inclusion of
prom nent and respected individuals on pre-electoral nissions
(e.g., nmenbers of the Council of Freely El ected Heads of
Governnent) has tended to increase a delegation's |everage in
encouragi ng concrete refornms. In Zanbia, for exanple, President
Jimy Carter and Anbassador Lisbet Pal ne of Sweden laid out several
areas of concern and pressed successfully for specific changes in
the el ectoral procedures during pre-electoral visits coordinated
t hrough the USAI D-funded Zanbi a Voting Gbservation Project (Z-Vote)
co-sponsored by NDI and the Carter Center (National Denocratic
Institute 1992). Though generally nore influential, pre-electora
del egati ons of heads of state are not always necessary. Early NDI
i nvol venment in Senegal, for exanple, led to the adoption of
specific electoral code refornms, despite the absence of a
hi gh-1 evel m ssion

Encour agi ng Paral l el Vote Tabul ati ons/" Qui ck Counts".
Paral l el vote tabul ations (PVTs) and "quick counts" were seen to be
significant in each case where they were undertaken (seven out of
15), whether by indi genous non-governmental organizations (NGGs),
private international observer groups, or international bodies such
as the United Nations or the Organi zati on of Anerican States. PVTs
and "qui ck counts" succeeded in boosting the electorate's
confi dence, providing i ndependent verification of the election's
results, and -- in a few cases -- forestalling violent situations
where the official results were slow to be announced. |In Haiti and
Ni caragua, particularly, PVTs allowed for an early announcenent of
el ection results and defused potentially violent situations. In
Panama, a "quick count” conducted by NDI -funded indi genous NGOs
played a critical role in providing credible and tinely informtion
on the results of the presidential election, thus supporting the
final determination that Noriega had been defeated. The absence of
a PVT can place the U S. Governnent and international observer
groups in a difficult position if the election results are disputed
(e.g., Angola). Were a PVT or "quick count" is not possible,
other forms of analysis may prove useful. |n Pakistan, for



exanpl e, NDI used statistical analysis to counter Bhutto's claim
that she was unfairly denied an absolute nmajority.

Fi nanci ng Donestic Chserver Efforts. Al though international
observer groups can serve an inportant purpose, providing
assi stance to donestic, non-partisan nonitoring groups has proved
to be an effective, long-terminvestnent in a country's
denocrati zation process. |In Zanbia, for exanple, the USAI D funded
Z-Vote teamtrai ned and depl oyed between 3,000 and 4, 000 donestic
nonitors through two separate donestic observer groups (ZI MI and
ZEMCC) in one of the first exanples of a |arge-scal e donestic vote
nonitoring project. This endeavor proved highly successful in
establishing the foundation for a sustained and active presence of
domestic nmonitoring groups in Zanbia. In the Philippines, NAMFREL
proved to be a nodel for donestic nonitoring organizations,
depl oyi ng 500, 000 vol unt eer pollwatchers to 80 percent of the
country's polling stations (Zak 1987: 186). NAMFREL's "quick
count" supported Aquino's victory, thus providing a strong basis
for her legitimacy in the face of Marcos' mani pul ation of the
official results. |In Bulgaria, over 10,000 BAFE vol unteers
perfornmed pollwatching tasks and diligently reported on el ection
irregularities.

In certain circunstances, however, international observer
teans may be preferable to donestic nonitoring teans. For exanple
in countries where ethnic divisiveness or other factors generate a
charged atnosphere of distrust, suspicion, or violence, forning
domestic nonitoring teans that are perceived as being nonpartisan
may prove difficult. Donestic observers in countries such as
Haiti, Ethiopia, and Angola may have enjoyed little credibility.

Additionally, the nature of assistance to donestic observers
has produced varying results. |In sone cases, too rmuch financial
assi stance has been seen to snother small nonitoring groups and
encourage financial msnanagenent. Financing several snall groups
(Zanbi a) rather than one large group (Kenya) has been successful in
the past and nay even encourage a healthy conpetition anmong those
noni tori ng groups.

Finally, the successful support of a donestic nonitoring
effort may have benefits far beyond the election at hand. For
exanpl e, NDI has effectively depl oyed experienced nonitors from
countries such as Kenya, Ronmania, Bulgaria, and the Philippines to
conduct pre-election training sessions for donestic nonitoring
groups in Nepal and Yenen.

Furt her Considerations and Cross-cutting Lessons Learned

In addition to the types of tactics and tools that appeared to
be nost significant in pronoting successful elections across case
studies, the following cross-cutting thenmes enmerged as inportant to
consi der when designing an el ectoral assistance program

Supporting Regional Efforts. USAID support to bolster the
efforts of regional institutions has been perceived to be effective
in fostering |l ong-term denocratization. For exanple, USAID has
seen positive results through its support of the Center for
El ectoral Pronotion and Assi stance (CAPEL), which provides
techni cal advice and pronotes el ections throughout Latin America



(Zak 1987: 182). To date, however, regional electoral assistance
efforts outside of Latin America are enbryonic if existent. The
Study and Research Group on Denocracy and Econonic and Soci al
Devel opnent (GERDDES), a relatively new Wst African regi ona
organi zation, is just beginning to get involved in providing the
expertise of its nmenbership in support of African el ections.
Support for these regional and continental efforts can have

wi de-reaching benefits, as countries within the same region share
informati on and el ectoral experiences. Strong regional efforts may
al so rai se pressure on incunbent governments to pronote free and
fair el ections.

Al l owi ng Di stance Between the U. S. Governnent and | npl enenting
Organi zat i ons/ Cbserver Del egations During the El ection Qoservation
Period. The case study review shows that it has proved benefici al
for the U S. Government to distance itself fromcertain electora
assi stance endeavors, particularly international observation
efforts, during the actual elections. |In addition to guarding the
i ndependence of a given observer mssion, a hands-off approach by
the U S. Governnent during the observation period may allowit to
retain nore negotiating power for the post-election period, if
necessary. For exanple, the U S. Governnent was seen as keeping a
relatively hands-off stance during |less controversial elections in
Bangl adesh, Bulgaria, and Zanmbia. |n contrast, the U S. Governnent
was perceived as being directly involved in the international
observation efforts in Panana and Ethi opia, which may have
jeopardi zed the neutrality of the effort and reinforced the notion
that elections were held primarily to placate Western donor
nations. In Kenya, it has been argued that the U S. Governnent's
close ties to the opposition nay have jeopardi zed ongoi ng rel ati ons
with the incunbent governmnent.

Restricting U S. Governnent I|nvolvenent to the Application of
Di pl omatic Pressure. Though perceived U. S. involvenent in
i nternational observer efforts may be detrinmental, U S. diplomtic
pressure has been used successfully following elections to fortify
observer efforts, particularly in cases where incunbent governnents
were not genuinely comritted to free and fair elections. For
exanple, in the Philippines the U S. Government was prepared to
stand by the findings of international observer teans and ensure

that the popular will of the citizenry was not thwarted by the

i ncunbent governnment. In contrast, the Angolan situation is
arguably a case where the U S. Governnent failed to reinforce the
findings of international observers. |In this case, it is

guesti onabl e whet her el ectoral assistance, including the observer
nm ssion, wthout diplomatic reinforcenent was effective, either in
the short or |ong run.

CONCLUSI ON

Anal ysi s shows that although USAI D has a good understandi ng of
how t o use assistance effectively to support denocratic el ections,
there is still uncertainty about the |ong-terminpact of assistance
on denocracy and sustai nabl e devel opment. Beyond deciding if and
how to support elections, it is inmportant to | ook back after the
event to determine if the support hel ped to achieve the politica
and economic goals of the host country. Since donors have not yet
undertaken this task in any systematic way, sonme thoughts based on
this case study review nmerit nention



A sust ai nabl e and neani ngful el ecti ons process requires
several inputs: institutions ready to hold the conpetition at

regular intervals, parties willing to participate, and peopl e ready
to formopinions and cast votes. Based on the case study review,
certain indicators will nmeasure nore neani ngful and | asting

progress than ot hers when eval uating el ecti ons support.

To assess the institutions, evaluators cannot be fooled by a
veneer of regular elections. Instead, they nust ask if the rules
of the ganme established by institutions are providing the vehicle
for resolving contentious soci o-econonic and political issues.
Bui | di ng consensus on the rules of the ganme is essential. To
assess the infrastructure for elections, evaluators need to find
out if those who worked with donors in the past are planning their
i nvol verent in future elections. |If so, then chances for a
sust ai nabl e el ections process are increased. Finally, to
understand the electorate, it is necessary to identify if there is
a commonly held sense of denocratic history and traditions needed
to sustain the denocratic process. It is npst inportant that
peopl e see thenselves as politically enpowered, either as a result
of a denocratic past, or through a future vision of their society.
Once applied, this type of analysis will yield the evidence needed
to better understand how donors can support neani ngful el ections
that will lead to sustainable denocratic devel opnent.
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